ABSTRACT Rodríguez Maeso and Araújo analyse the reproduction of a dominant understanding of racism in policy discourses of integration and discrimination used by monitoring agencies in Portuguese and European Union (EU) institutional contexts. More specifically, they question the political concern over racism and discrimination vis-à-vis the idea of Europe 'becoming increasingly diverse' and the need to gather 'evidence' of discrimination. To that end, they examine periodic reports issued by EU monitoring agencies since the 1990s-paying specific attention to reporting on school segregation of Roma pupils in Portugal-and national integration policies and initiatives that, since the 2000s, have targeted mainly Roma and black families and youth. They argue that the dominant discourse of integration and cultural diversity conceives of racism as external to European political culture, and as a 'factor' of the 'conflictive nature' of social interactions in ethnoracially heterogeneous settings. This paves the way for calls for the 'strengthening of social cohesion'-on the assumption that policy initiatives need to act on the 'characteristics' of socalled 'vulnerable' populations-whereas institutional arrangements and everyday practices remain unchallenged.
In The Authoritarian Personality (1950) , in the context of political acknowledgement of the Holocaust, Theodor Adorno and his colleagues aimed to provide a conceptual repertoire and a series of techniques for identifying, measuring, explaining and preventing 'the potential threat of the fascist mentality'.
1 This collective endeavour, sponsored by the American Jewish Committee, was prompted by the quest to understand the roots of Nazi antisemitism. Significantly, and as addressed throughout this article, key understand-ings of racism proposed then became hegemonic in academic research and embedded in politics and in policy formulations. This is particularly evident in the work of European political institutions and monitoring agencies, such as the former European Monitoring Centre on Racism and Xenophobia (EUMC), the Fundamental Rights Agency (FRA) and the Euro-pean Commission against Racism and Intolerance (ECRI). The aim of the EUMC (1998) (1999) (2000) (2001) (2002) (2003) (2004) (2005) (2006) was to provide EU institutions and member states with reliable data on racism, xenophobia and antisemitism, and to identify best practice in countering them. In its first annual report it concluded that there was a risk of 'a rise in racism and xenophobia', although 'not to the extent that [Europe] experienced more than fifty years ago under a totalitar-ian regime, but by new, underhand forms which can prosper in a democratic society'. 3 The report acknowledged that racism was 'becoming mundane in daily life' and regarded with 'indifference' by institutions and the general population; 'foreign populations or ethnic minorities' were its main victims and repressive measures proved insufficient.
Welcoming foreign populations or those of foreign origin into the European Area must involve their integration and the granting of rights. Without this, they will be marginalised and rejected by the phenomenon of xenophobia. For these reasons an effective European immigration and asylum policy is essential to prevent racism. . . . For isolated acts of racism, just as for those com-mitted by organised groups, the threat of judicial proceedings is not strong enough. This is particularly true for extreme right wing political parties who, if they do not directly commit racist crimes, encourage them within public opinion by discriminatory ideologies which are infiltrating larger and larger segments of the population. All over Europe the 'sanitary cordon' against racism is weak. As is evident in these two quotations, the narratives overlap in their approach to racism within the paradigm of prejudice studies. 5 Significantly, both also deploy disease metaphors, 6 projecting a notion of racism as an intru-der in the polity.
Racism is thus confined to being a remnant or a hidden extrem-ist ideology that may spread (the 'rotten apple' imaginary) in an otherwise healthy society: 7 something external to western democracy, while also recog-nizing that Europe was historically hurt, even dramatically devastated by its effects (namely, the Holocaust). This approach stems from a Eurocentric epis-temology that assumes a progressively democratic and enlightened Europe that nonetheless needs to be protected from outbursts of racism and xenopho-bia. 8 The series of volumes in The Authoritatian
Personality have been highly influential in providing a theoretical approach and a grammar for the 'studies of prejudice' and more specifically for the analysis of racial prejudice, that is, 'irrational hostility'. Accordingly, as Max Horkheimer and Samuel H. Flowerman wrote in the Foreword, the challenge is its 'eradication', which implies, for the authors, 're-education, scientifically planned on the basis of understanding scientifically arrived at'. 9 This approach pervades the EU's mainstreaming, since the 1990s, of an integration discourse, In this section, we focus on key analytical approaches to racism by the EUMC and its successor, the FRA, as well as by the ECRI. These bodies have aimed to provide comparative data and offer policy advice on the occur-rence of ethnoracial discrimination across Europe. To that end, we analysed the reports published by them from the late 1990s to the 2010s.
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Understanding and monitoring racism within Europe's 'increased diversity'
Based on our analysis of the policy discourse of these monitoring bodies, we highlight three interrelated issues: (i) the historico-political narrative deployed regarding the presence of immigrants and minorities in European societies and social change; (ii) the pervasive understandings of racism, with implications in terms of how its occurrence can be detected and validated; (iii) the concern with gathering data on racism and discrimination, shifting the focus to the every-day lives of immigrants and minorities.
Regarding the first issue, despite the context in which the EUMC/FRA and the ECRI emerged, their reports' main narrative suggests that concerns over 18 The annual reports by the EUMC/FRA cover the 1998-2009 period, but we also ana-lysed the report prepared by the International Institute of Human Rights in Stras-bourg: DGV, Legal Instruments to Combat Racism and Xenophobia. This report drew on national reports from various member states, within the framework of the European Commission's resolution on the fight against racism and xenophobia adopted in the 29 May 1990 meeting (2). We consider it a significant precedent to the establishment of the EUMC in 1997. Regarding the ECRI, we analysed the documents on its launch and mandate and, following its country-bycountry approach, we examined the four published reports on Portugal (published in 1998, 2002, 2007 and 2013) .
the rise of racism are tied to perceptions of demographic changes in terms of ethnoracial diversity, accompanied by a warning of the possible difficulties that this new reality may bring.
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In Belgium, the last Eurobarometer, which showed that 55% of Belgians were avowedly racist, provoked the following comment. 'There are several expla-nations for this view, even though one constant feature is the difficulty of coex-istence. First, of course, there has been an influx of foreigners, mainly from black Africa and Central Europe, who have arrived in Belgium to seek asylum. Belgium's reception policy is to distribute asylum seekers over recep-tion centres in small towns or villages where the local population are not always very happy to rub shoulders with people whose origins and cultures are often very different from their own and whom they feel have been thrust upon them.
20
The EU's population is highly diverse and is becoming increasingly so. Along-side established minorities, such as the Roma and national minorities, immigra-tion from outside the EU has played a significant role in recent years in shaping the ethnic and cultural diversity of the Union.
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According to this narrative, the great challenge for institutions such as the FRA is combatting discrimination against immigrants from outside the EU, viewed as the cause of the growing diversity of the population within EU ter-ritories. This diagnosis of the challenges faced by the EU regarding 'diver-sity' and 'social cohesion' naturalizes-thus depoliticizing 22 -the 19 This is particularly the case in regard to countries where the EUMC considers immi-gration to be new, such as 'Greece, Italy, Spain, Portugal, Finland, Ireland, and, to some extent, Denmark', which are contrasted to countries with 'a colonial past and also an early experience with foreign workers (e.g. boundary between majority and minority populations through the (re)pro-duction of 'the immigrant imaginary'. This binds the hegemonic group to the idea of 'the national majority', 23 via implicit and unexamined notions of Europe and Europeanness cut across by race. 24 For instance, the ECRI's early action plan to deal with increasing diversity included a campaign that sought the 'enhancement of the European heritage', in order to 'reaffirm the importance we attach to the protection of our European cultural and natural heritage and to the promotion of awareness of this heritage'. 25 Conse-quently, groups marked by their migrant or minority 'background' are located within a naturalized distance. This distance is sustained by an inter-pretative paradigm that rests on the assumption of a foundational ethnic homogeneity within the nation, while conceding the need to recognize the 'positive' aspects of diversity, thus regulating and improving the relationships between the majority and ethnically marked populations. Racism becomes intelligible as an isolated exception within a historical narrative of a changing Europe shaped by imaginaries of 'new' and 'old' immigration flows, the erosion of 'social cohesion' and 'unassimilable minorities'. In this context, the political configuration of 'immigration', 'cultural diversity' and 'ethnic minorities' as key policy issues has reproduced race and racism, both concep-tually and politically. As David Theo Goldberg has stated:
Regarding the second issue, the early reports published by the EUMC devoted a great deal of space to discussion of the notions of race, racism, xenophobia and their historicity. 28 Overall, they suggested the difficulty of defining racismacademically this would be considered a highly complex and subjective phenomenon-and thus of developing reliable 'eva-luative instruments'. 29 Let us consider three examples, spanning over a decade.
Defining the scope of the problem is as difficult as regulating it, in part because racism and xenophobia are beliefs or attitudes.
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If, given the current evaluative instruments (police and court statistics, studies of victims and studies of the perpetrators of racist acts), it is difficult to obtain a clear picture of racism in Europe, one of the reasons put forward by sociologists is that this is a highly subjective phenomenon. Those responsible for racism or xenophobic attitudes rely more on ideology, irrationality and fantasy than on reasoned argument.
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. . . the fact that in most cases no clear relations between certain respondents' characteristics and the amount of experienced discrimination could be found might well be seen as a finding itself. It can be interpreted as resulting from the complexity of the phenomenon. The question of whether or not one becomes the victim of discriminatory acts (or at least has the feeling that this was the case) does not seem to be a simple one.
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By approaching scientific knowledge through a positivist and presentist lens, these understandings gloss over long-term disagreement in political and academic debate regarding notions of, and approaches to, racism. For instance, it was precisely to contest the dominant understanding of racism as an 'irrational prejudice' of 'bigoted individuals' that had become prevalent that, in their 1967 book Black Power: The Politics of Liberation in America, Stokely Carmichael (aka Kwame Ture) and Charles Hamilton put forward the notion of institutional racism as something embedded in the normal workings of 28 35 that is, around the knowledge that we (re)produce. Specifically, dominant knowledge production has marginalized understandings and approaches that acknowledge the historical and political foundations of racism in Europe. As we show below, these crucial questions are erased from the debate.
Motivated by the need to make the concept of racism operational, the FRA adopted the definition of racism proposed in section I.1.a of the ECRI's General Policy Recommendation No. 7 on national legislation to combat racism: '"racism" shall mean the belief that a ground such as race, colour, language, religion, nationality or national or ethnic origin justifies contempt for a person or a group of persons, or the notion of superiority of a person or a group of persons.' 36 This shared conception fails to locate racism in a pol-itical culture and in institutional arrangements and practices that are the legacy of colonial governance. 37 marked populations (i.e. immigrants and minorities), beliefs that could lead to 'contempt' or 'feelings of superiority'. Accordingly, racism is proven through the identification of the racist individual/group, 39 and an emphasis is placed on questions related to the reliability of instruments of evaluation to certify ('feel-ings of') ethnoracial discrimination. This concern is at the heart of the EU Mi-norities and Discrimination Survey (EU MIDIS), aimed at polling 'selected immigrant, ethnic minority and national minority groups in all 27 EU Member States about their experiences of discrimination and victimisation'. 40 Rather than investing in the means to identify and tackle racism in insti-tutional structures, processes and practices
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-with the required change of approach and focus-the mandate of monitoring racism becomes instead directed towards detecting (dubious) feelings of maltreatment.
Finally, the third issue refers to the perceived lack of sufficient evidence of experiences of racism and discrimination, which justifies current insufficient policy action by the governments of member states.
Member States with either limited official reporting or no official reporting on racist crime are not in the best position to develop evidence-based policy responses to the problem. Against this backdrop there are some encouraging developments with respect to Member States beginning to acknowledge the significance of racist crime as a social ill. 42 We have discussed elsewhere the discourse on racism in relation to 'evidence-based policy-making' and the role of the social sciences in providing know-ledge for 'better informed' policy decisions. 43 Here we would like to highlight how (the perception of) insufficient information regarding racism is connected with an understanding of the phenomenon as highly subjective and complex, thus leading to low reporting figures.
. . . the high rate of subjectively experienced discrimination should be regarded as both cause and expression of dissatisfaction among migrants with their current status within society. Moreover, the perception of being occasionally or systematically discriminated against on racist or xenophobic grounds should be regarded as bearing the potential of contributing to an alienation of affected groups with the society and political system they live in. A remarkable result of the pilot study is the low overall rate of reporting discrimination to authorities. . . .
Finally, the fact that most data do not allow the construction of simple explanations for causes of discriminatory experiences can be interpreted as a finding itself. It should be interpreted as representing the complex nature of racism and discrimination. 44 The collection of empirical data for the development of policies and action in the field of fundamental rights lies at the heart of the FRA's mandate. This 'bottom up' approach to data collection on the situation of fundamental rights, which directly engages those who are vulnerable to fundamental rights abuses, serves to shed new light on the experiences of ethnic minorities and immigrants in the EU. 45 Rather than examining the causes of victim wariness towards authorities, this approach somehow questions the plausibility of racism as a cause of current ethnoracial inequalities and situations of discrimination. It thus places the victims of racism under suspicion. As evident in the latter quote, there is a swift shift to an emphasis on the lack of experiences of everyday life and inte-gration, rather than of racism.
. . . policy-makers remain ill-informed about how minorities experience everyday life in the Member States.
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. . . there is a severe lack of data on minorities in many countries. Data is [sic] needed to measure minorities' integration into European societies, as well as the extent of discriminatory treatment and criminal victimisation, including racially motivated crime, experienced by minorities.
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In this context, it should be noted how the concept of institutional racism is ultimately evaded, 48 even though it appears to be the logic that informs the data collected in the specific spheres of life selected by the FRA (i.e. education, health, housing, media and violence). Power, which points to the need to overcome the ideas of intentionality and prejudice, and focus on the structures, processes and routine practices embedded in western liberal democracies.
Cases of school segregation in Portugal: racism as 'an avenue to be explored'
Let us now consider the policy discourses on school segregation of Roma chil-dren in Portugal contained in EUMC/FRA and ECRI reports. These reports are fundamental to the mobilization of condemnation by reporting the regular occurrence of school segregation affecting Roma students in particular. This is especially the case in Portugal, due to the absence of mechanisms for moni-toring and publishing data on ethnoracial discrimination. 49 It should further be noted that the government has remained silent on the question of school segregation in its National Roma Communities Integration Strategy.
50
Since the early 2000s, cases of school segregation have been widely reported in relation to several member states, 51 with the EUMC/FRA later conceding that it was 'a common phenomenon in large parts of the EU', 52 targeting Roma pupils and often associated with spatial segregation. 53 The ECRI and the Council of Europe (CoE), in Recommendations Adopted by the Committee of Ministers, 54 also emphasized the long history of education policies that could 'lead either to assimilation or to segregation of Roma and Traveller chil-dren at school on the grounds that they were "socially and culturally handi-capped'". 55 Accordingly, the CoE called on its members states to 'take urgent measures, including legal and political ones', to end both inter-and intra-school segregation.
56 Segregated schooling is considered the result of 49 59 Although not necessarily explicit regarding the grounds of race/ethnicity that motivate it, school segregation is interpreted as direct discrimination: 'individual acts and institutional practices of a racist and xenophobic character' that take different forms including intra-class and intra-and inter-school segregation.
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Focusing more specifically on the reports by the ECRI, as they follow a countryby-country-approach and offer a greater in-depth treatment, the same analytical approaches and interpretations emphasized in the section above can be seen to operate. First, regarding the narrative deployed to account for the presence of Roma in Portuguese society and the need for social change. Although Roma populations have lived for over five centuries in Europe, including in Portugal, in the reports they are still treated as newcom-ers who pose specific challenges to established society. Consequently, the 'Roma/ Gypsy question' has been addressed as something that is a natural reaction of 'hostility' resulting from 'the arrival of Roma/Gypsy groups in certain neigh-bourhoods', 'caused when different lifestyles coexist side by side. The estab-lished, sedentary population often sees the arrival of travelling people in their neighbourhood as a threat.' 61 Second, regarding understandings of racism, the ECRI's approach to cases of Roma school segregation in Portugal has been characterized by its depoli-ticization, namely, by interpreting them as a series of 'occasional', isolated events swiftly resolved by competent authorities once they have been prop-erly denounced. The following example is illustrative.
ECRI is especially concerned to learn that Gypsy children are occasionally faced with hostile reactions from parents of non-Gypsy children who do not wish Gypsy chil-dren to join their own children's classes. For example, ECRI notes the incident widely reported in the press of the transfer of ten or so Gypsy children from It should also be noted that none of the four ECRI reports published on Por-tugal refer to cases of segregation as such. Rather, the reports reveal a hesitant approach to racism, broadly overlooking the role of institutions and auth-orities and failing to link it meaningfully to the historical suppression and repression of Roma throughout Europe. Third, rather than a concern with improving the mechanisms of gathering and publishing data on the experiences of racism and discrimination, we can see a shift in the focus of political intervention towards the everyday lives of immigrants and minorities. While not completely evading questions of discrimination, the reports do not systematically address racism. Their focus is on a 'feeling of mutual mistrust', 63 emphasizing the changes required from the Roma population: improved school attendance, lower dropout rates and a weakening of the 'patriarchal elements' within the Roma community. 64 This is in line with the political solution proposed by European institutions: the integration of Roma populations. An example of this is the EU Framework for National Roma Integration Strategies adopted in 2011, which calls for the drafting of national plans as 'an unprecedented commitment towards promot-ing Roma inclusion' by EU member states, to be implemented up to 2020. 65 Overall, our analysis of the ECRI reports on school segregation in Portugal reveals the persistence of a naive belief in the will of authorities to endorse political change, within an understanding of racism as a matter of intentionality and lack of awareness and mutual respect. 66 What is missing from this approach is a clear take on racism in which discrimination is seen as the tip of the iceberg of wider structures of power and routine pragmatics of racist governance, 67 thus challenging the plausibility of racism.
It is difficult to say with any degree of accuracy the role played by racist prejudices and racial discrimination in the treatment of immigrants and people from immigrant backgrounds since no statistics based on ethnic origin have yet been compiled. However, surveys and testimonies indicate that this is an avenue to be explored in order to understand the social exclusion suffered by certain immigrants.
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Diversity and integration as political and policy issues in Portugal
So far we have shown how the configuration of 'immigration', 'cultural diver-sity' and 'ethnic minorities' as key political issues has reproduced a specific narrative regarding discrimination within European monitoring agencies, whereby ethnically unmarked homogeneities (that is, European national states) have been disturbed by an increasing diversity with unwanted nega-tive effects, such as the rise of racism.
In this section we analyse the performa-tivity of this narrative in integration policies in Portugal. Integration is presented as a process of social engineering, that is, a realignment of ethnically marked people and institutions/organizations, in which the former become 'problems' to be managed by the latter (so as to 'reinforce social cohesion'). Although racism and discrimination feature as areas of intervention or as requiring measures in policymaking, they are subsumed under the general framework of intervention targeting ethnically marked people and their con-dition of 'vulnerability', particularly Roma, black families and youth.
Diversity and integration in policy discourse
The normalizing definition of the boundary between 'Portuguese society' and the Other places it at the centre of concern of government action within a dis-course that hinges on three key ideas: integration of immigrants, reinforcement of social cohesion, and the promotion of cultural diversity and intercultural dia-logue, as expressed in the first and second Plano para a Integração do Imi-grantes (PII, Plan for Immigrant Integration). 69 The narrative of Portugal as increasingly diverse and the need to address this newness are central. Being traditionally an emigration country, since the 1990s Portugal has also become a country of immigration. The statistics show that nowadays immigrants make up 9 per cent of the active population and 4.5 per cent of the national popu-lation. Given this, the migration phenomenon brings new features to Portuguese society. On the one hand, it makes an important contribution towards the demo-graphic situation. On the other, it is a positive factor for economic growth, for a sustainable social welfare system, and for the cultural enrichment of the country. Nevertheless, this reality also entails government accountability for the inte-gration of these citizens, in particular the importance of social cohesion and of a better integration and management of cultural diversity. 70 The PII downplays the role of the demographic and economic contributions of immigrants, which are now confined to the sphere of diversity and the valorization of their 'cultures of origin'. 71 The focus is placed rather on the need to strengthen social cohesion in the 'current context of an international economic crisis' that 'exposes these citizens [immigrants] to a higher risk of social exclusion, given their greater vulnerability to social problems'. 72 How are racism and discrimination addressed within such a framework? We high-light two main issues, connected with those identified in the previous section. First, the commitment to 'strengthen the competencies and the capacity for intervention' of the Comissão para a Igualdade e contra a Discriminação Racial (CICDR, Commission for Equality and against Racial Discrimi-nation) 73 -the equality body established for the promotion of equal treatment following the implementation of the European Race Equality Directive (2000/ 43/EC) and the Employment Equality Directive (2000/78/EC)-is reinforced in the PII, the objectives of which include 'approving a proposal to amend the current legal framework governing administrative offence procedures for dis-crimination on grounds of nationality or ethnic origin, in order to make these procedures more effective'. 74 In fact, European monitoring agencies, a Portu-guese private research institute, as well as the RAXEN National Focal Point for Portugal, 75 had already pointed to the CICDR's poor performance: the scarcity of registered complaints, the lack of political independence and an insignifi-cant number of procedures. 76 However, none of the structural changes that could enable the strengthening of CICDR had been achieved by the end of these two three-year periods of the PII. 77 In 2014, a commitment to change was again officially declared.
Pedro Lomba, a deputy to the former Minister for Regional Development who had been coordinating the ongoing institutional and policy changes on integration and immigration issues, stated: '. . . we are thinking of enhancing the effectiveness of the legal instruments available and also of reviewing how the existing Commission against Racial Discrimination [that is, CICDR] operates . . . I want to make some changes in its operation and composition, with the aim of improving its efficiency.' . The CICDR does not conduct enquiries into com-plaints about employment discrimination, which must be addressed to the Autoridade para as Condições do Trabalho (ACT, Working Conditions Authority). According to a public employee of the ACT, interviewed in March 2011, the number of racial discrimination complaints is very low, as is the number of adminis-trative offence procedures and penalties. In the opinion of the interviewee, this meant that racial discrimination was not an issue in Portugal. To date there are no public records available on the number of relevant reports or administrative procedures.
79 For instance, regarding racism in sports or racial stereotyping in the mass media. Ways that could be used to determine the success of these measures are limited to the organization of events (such as seminars) or campaigns (such as the number of leaflets and brochures distributed, the number of schools participating in activities organized around these topics, or the 'number of studies produced'); and the reinforces the idea of a direct relationship between the fight against discrimination, integration and the promotion of diversity via training and sensitization activities in different sectors and with different social agents, such as cultural entrepreneurs, teachers and the media. 80 Moreover, the 'promotion of diversity and interculturality' features as a new area of intervention, 81 fuelling the widespread belief that recognizing the 'positive' aspects of diversity improves the relationships between the national majority and ethnic minorities and therefore further promotes 'equal opportunities', as we will analyse in detail in the next section. There is also much emphasis on the Programa Escolhas (Choices Programme), Portugal's flagship integration initiative since the early 2000s, that seeks 'to disseminate the work carried out by the programme's projects reflecting a more positive image of the socioeconomic contexts in which immigrants are integrated'.
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Integration policies, racism and ethnoracial diversity Since 2009, the programme has emphasized interventions in the field of 'employability' and 'entrepreneurship', as well as 'personal, social, and par-enting competencies' and 'co-responsibility', as the heart of its 'positive' and 'proactive' approach towards integration. 89 That rationale articulates the notion of 'successful inclusion' with a certain understanding of racism that attributes it either to universal prejudice or to conflict between minorities. As we have pointed out, the discourse of integration reproduces the boundary between the 'national majority', on the one hand, and 'ethnic minorities' and 'immigrants', on the other. Public policies enforce that boundary by assuming the need to 'familiarize' the latter with state institutions and national culture. In this regard, the programme has endorsed: 'Activities that promote the dis-covery, in a playful way, of the language, values, traditions, culture, and history of Portugal and the immigrant communities' countries of origin.' 90 This was reformulated in the directive so as to include: 'Activities that promote cooperation with security forces and services', 91 such as the Serviço de Estrangeiros e Fronteiras (SEF, Foreigner and Frontiers Service) and the police. 'Successful inclusion' is conceived as a process of developing the 'right attitudes' in order to overcome community and individual 'vulnerabil-ities', to become, for example, an employable individual or an 'ideal pupil' in the education system. Within that framework, local communities, their ethno-racial heterogeneity and related 'vulnerabilities' are understood as objects for policy intervention. Accordingly, the external evaluation of the programme addressed the 'sensitivity' of project coordinators to the 'particularities' of the neighbourhoods where they intervene. Among the issues raised by those interviewed during the evaluation process, the report mentions what is described as 'the conflict inherent in the multicultural features of some locales', and highlights the following description given by a coordinator: '[The neighbourhood is characterized] by a strong multiculturality: Indians, Roma, Blacks. And where you could plainly perceive that the people did not mix.' This statement is followed by a diagram that highlights all the pro-blems identified by the projects funded in relation to the contexts in which they intervene, including deficits in 'parental competencies' or 'employability competencies', 'lack of life-projects', 'criminality' and 'difficulties in the inte-gration of immigrants and ethnic minorities'.
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This report is the first of four that examined racism. 93 Underlying the report is an understanding of racism as a question related to 'territorial identities' and how youths perceive their neighbourhoods. More specifically, it analyses the answers given by children and youths in a survey on the 'presence of racism in the neighbourhoods'. The report points out that 'interestingly, the group with the highest number of respondents reporting the existence of racism is "other Portuguese" [23.5 per cent]':
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. . . regarding the responses of the 'other Portuguese', the team's direct observation during the survey found that these young people placed themselves outside epi-sodes of racial conflict, stating that: 'There are problems between Blacks and Gypsies.' They adopted a position of mere spectators. Furthermore, it seems that racism can only materialize through physical violence and cannot take more or less subtle forms in various contexts of everyday interaction. Another likely expla-nation, which has not been tested, is the hypothesis that these young people live in ethnic neighbourhoods where the minority may be of Portuguese origin. 95 This explanation exposes a view that confines racism to social relations in contexts of ethnoracial diversity portrayed in a historical and political vacuum: power relations are neutralized in favour of interpretations of racism as associated with the presumed conflictive nature of ethnoracial diver-sity. Racism is displaced on to 'society', more precisely, on to the geographies of heterogeneity, that is, the ethnically marked Other. In fact, from the outset, aca-demic, political and policy discourses have presented the issue of 'cultural diversity' as a source of social problems-although often combined with ideas about its 'positive aspects' or the 'opportunities' it may bring-paving the way for the depoliticization of racism.
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This was paramount, for instance, in the legal text that launched the Alto Comissariado para a Imigração e Mi-norias Étnicas (ACIME, High Commission for Immigration and Ethnic Mi-norities) in 2002: '. . . the problem of ethnic minorities, although distinct from that of immigration, has become more pronounced due to the cultural diversity characteristic of immigrant communities, with inevitable social con-flicts with the host society and mutual incomprehension.' 97 In this scenario, the 'host society' is portrayed as a community exposed to an unprecedented excess of cultural diversity.
With racism understood as a factor inherent to ethnoracial heterogeneity, antiracism becomes subsumed in the rhetoric of 'intercultural dialogue'. The idea of the 'encounter with difference' is linked to a strengthening of 'social cohesion', the combating of 'prejudice' and the 'sensitization' of majorities. It became evident over the course of our fieldwork that racism was usually avoided by policymakers, practitioners and local authorities. 98 When, in our interviews, we posed questions about the relationship between integration, interculturality and anti-racism, responses revolved around descriptions of the cultural diversity of local communities or the pre-sumed characteristics of ethnically marked populations. Interviewees usually considered that referring to racism was 'not the best way to deal with ques-tions related to integration' because it stressed 'negative aspects'.
99
Accord-ingly, they assumed that racism was more positively addressed, albeit indirectly, via 'interculturality', which is seen as a process of fostering 'mutual understanding' between cultures within the heterogeneity of 'vulner-able environments'. Most consider that policies are needed to act on diversity, and racism is nar-rated as a universal social malaise that can be effectively overcome with better and greater knowledge of the Other. In the words of the former High Commis-sioner, in a text about racism entitled 'Prejudice Is in the Eye of the Beholder':
. . . no country can declare itself to be free from racism, and Portugal is no exception. The main source of discrimination is looking at others and not seeing people with inalienable human dignity, but seeing instead images and stereotypes imprinted in our minds, a result of prejudice accumulated through years of ignorance. The road of education for intercultural dialogue is a road leading to action against racial discrimination. Knowledge is therefore essential, because Portuguese social cohesion depends on the awareness of the value of interculturality as a factor of cultural and social enrichment. Con-sciousness-raising campaigns carried out by the ACIDI's Training Programme on Citizenship and Interculturality (Bolsa de Formadores) have played a vital role in that sense. 102 Power relations in the production of knowledge are erased under this conventional formulation; 'intercultural training' is regarded as a solution to racism from the point of view of correcting erroneous knowledge about the Other, that is, reproducing assumptions in studies of prejudice and attitudes. Racism thus becomes a question of 'misunderstandings', overlooking debates on the histories of colonialism, power relations and structural discrimination. As we will demonstrate in our concluding remarks, any debate aimed at the systematic assessment of institutionalized racism is consistently disqualified.
